SUMMARY: This paper examines the formation of social organizations in the two forms of urban habitat most commonly used by low-income groups in Buenos Aires
I. INTRODUCTION
IN ARGENTINA, THE 1980s saw the demise of the military dictatorship that had been in power between 1976-1983 and the country's subsequent return to democracy; it was also a decade of economic crisis and structural adjustment. During this period, two new approaches to urban habitat for low-income groups emerged in the Buenos Aires Metropolitan Area (see Box 1): the occupation of vacant buildings in the Federal District, the urban core of the metropolitan area; and the invasion of undeveloped land in Greater Buenos Aires.
Within a context of ever-worsening living conditions for the majority of the population, (2) housing options for lower-income groups had also been reduced. The military government that took power in 1976 abolished rent control, which led to a rise in rental prices and resulted in a reduction in the proportion of renters from 19.1 per cent in 1977 to 12.9 per cent in 1981. These former tenants entered the informal housing sector -including de facto occupations -which, as a proportion of the total housing sector, rose from 11.7 per cent to 15.8 per cent during the same period. (3) The situation was exacerbated by the implementation of the squatter settlement eradication policy in the Federal District between 1977 and 1981, which reduced the number of squatters from 280,000 in 1976 to 14,000 in 1981. (4) In addition, the evictions and displacements caused by the construction of highways transecting the city produced a further increase in the number of citizens who were unable to meet their housing needs in the formal market.
Meanwhile, in 1977, the province of Buenos Aires amended the law The city of Buenos Aires became the capital of the Republic of Argentina in 1880, since when, due to its status as the country's principal port, the city has undergone a process of growth centred on the export of agricultural and livestock products. It experienced its highest growth rate in the period between 1915 and 1945 due to immigration. (a) From 1945 onwards, the central area (the Federal District) grew very little whilst the suburbs experienced the most rapid growth rate. The Buenos Aires Metropolitan Area currently has a population of approximately 11 million inhabitants and comprises a central core -the Federal District (also the national capital) and a number of municipalities which constitute Greater Buenos Aires (the suburbs). The Federal District has around 3 million inhabitants within an area of approximately 200 square kilometres whilst Greater Buenos Aires contains roughly 8 million inhabitants within an area of 3,700 square kilometres. Two different rings can be distinguished around the Federal District. The first ring is formed by municipalities which are almost entirely urban and have the highest population density of the three rings. The second ring consists of less densely populated municipalities, some of which still have rural areas. These two rings are at present made up of 24 municipalities.
The "urban sprawl" of the continuous built-up area has a radial or tentacular shape, as it originally developed along the city's principal transport routes. Some recent studies (b) identify a third ring comprising municipalities which have little influence over any of the areas that make up the metropolitan area but whose urban centres nevertheless maintain significant daily links with other parts of the extended city. With some exceptions, the municipalities in the third ring are, in general, predominantly rural areas with very low population densities.
The institutional framework covering the Buenos Aires Metropolitan Area is complex, given that all levels of government are present, and their functions in the Federal District differ from those in the suburbs of greater Buenos Aires. Argentina is a federal nation comprising 23 autonomous provinces with the power to form their own constitutions (provincial government) that, collectively, make national decisions (federal government). Each province determines the establishment of municipalities within the area under its jurisdiction (municipal governments). Each municipality generally has a mayor (executive office) and an affiliated legislative body (decision-making council). At all levels, government authorities are elected directly by the citizens. The Federal District comes under the remit of the federal government and, until 1996, it had a municipal government whose governor was appointed directly by the national president.
Following constitutional reforms in 1994, an autonomous Buenos Aires city government was established for the Federal District with a chief of state and representatives elected directly by the citizens. The suburbs of greater Buenos Aires are located within Buenos Aires province, the capital of which is the city of La Plata. Buenos Aires province is divided into districts (partidos) that can comprise several urban centres and rural areas. Each municipality within Buenos Aires province constitutes a political and administrative unit, i.e. a local government whose territorial jurisdiction comes under one of the districts.
The institutional structure of the metropolitan area is split into two distinct parts. In the Federal District, federal and local levels of government are present but with different and often concurrent functions. In the suburbs of greater Buenos Aires, however, all three levels of government (federal, provincial and municipal) are present although it is the provincial government that has the greatest authority.
governing land use. Provincial Law No. 8912 was approved, placing greater restrictions on the supply of urban plots. This had the effect of increasing land values, thus cutting the supply of cheap plots. Instead, the land was put to very different uses, such as country clubs, higher-income residential developments and private cemeteries. The processes described constitute the background to the large-scale land invasions (organized land occupations) in Greater Buenos Aires and to the occupation of public buildings in the Federal District.
These land invasions and occupations of buildings have been undertaken by a predominantly young population which is increasingly active in the informal labour market and which is unable to meet its housing needs in the formal housing sector. In the Federal District, the availability of vacant urban land was practically exhausted, yet the existence of thousands of abandoned and disused buildings, the majority of which are publicly owned, is well-known.
The phenomenon of land invasions in Greater Buenos Aires emerged as new patterns of occupation, urban expansion and neighbourhood formation in peripheral areas, most of which took place on rural or floodprone land that had little or no commercial value at the time of occupation. In contrast, the occupation of disused buildings in the Federal District occurred in interstitial, scattered and inconspicuous urban niches, as a way to get a hold in the city, changing the form of buildings from within; it was regarded with ambiguous tolerance by the city authorities.
The types of informal settlements described above house some 250,000 citizens (5) in Greater Buenos Aires, and an estimated 150,000 have occupied buildings in the Federal District. This makes these the most signifi- 
Map 1 Location of the Case Study Sites within the Buenos Aires Metropolitan Area
cant forms of low-income housing in terms of the proportion of the population they currently accommodate in Buenos Aires. (6) This paper analyzes and compares the processes of formation of social organization in the two types of settlement described above. It examines the emergence of social organizations in response to the need for urban housing, infrastructure and services, their development over time for the improvement of living conditions in the settlement and the nature of their relationships with local government, with an emphasis on the perspective of the residents. The settlement of Santa María, located in the municipality of Quilmes in the second ring of the metropolitan area (see Box 1), is used as a case study to illustrate the formation of social organization in a land invasion settlement. The zone along the former Highway 3 (FH3), situated in the north of the Federal District (see Map 1) is the case study area illustrating an occupation of vacant buildings. Drawing from semistructured interviews, the paper will establish similarities and differences between the case studies on the basis of seven factors: geographical location, experience of social organization, role of community organizations, relationships between neighbours, means of regularizing land or property tenure, management of privatized urban services, and relationships with the local authorities.
II. NOTES ON METHODOLOGY
THE NATURE OF the research called for a qualitative methodology, and data was collected through observation and in-depth interviews. This allowed the documentation of respondents' perspectives on the process of occupation, their relationship with the local government, their perceived problems in relation to their situation as occupants, the construction of their identity and, finally, the relationships both between neighbours and between them and local community organizations. These issues were arranged into an interview plan which helped to stimulate interaction with respondents and allowed the collected data to be analyzed, to reconstruct the perspectives of the interviewees and be presented here.
Contact with the families that constituted the study group was made through key informants. This allowed families to be selected by a method of sampling which considered their specific circumstances. The basic characterization of the occupant families was based on socio-demographic and occupational variables, the type of dwelling occupied (multi-storey building, house or plot) and their membership or involvement in social or political organizations.
Content analysis of the data allowed comparisons between the zone of the FH3 and the settlement of Santa María, since this identified differences in the processes of organization developed by residents to improve their living conditions. For this purpose, the seven factors for analysis outlined above were defined to break down the data into more manageable sub-sets. Oeste. The process of land occupation in this area started in the 1960s and expanded considerably in the 1970s with the formation of illegal plots. It culminated in the 1980s with organized land invasions, in particular on land that had been set aside for the construction of the new south-west approach highway. The occupied buildings in the FH3 zone constitute an extensive band, stretching from Avenida General Paz, passing along Calles Holmberg and Donado to Avenida de los Incas, and continuing along Calles Giribone and Córdoba right up to Avenida Juan B. Justo (see Map 2). The housing stock, property of the Buenos Aires city authorities, is estimated at 380 units, occupied by approximately 1,000 families (approximately 4,000 inhabitants based on an average family size of four persons). This urban stretch was expropriated in 1977 by the then city governor during the dictatorship to allow the construction of the central expressway, part of a new motorway network which was never realized.
III. THE SETTLEMENT
The specific characteristics of each case study settlement's geographic location would appear to have a different influence on the processes of social organization that are analyzed here. The settlement of Santa María in its present form originated from an invasion of rural land in the second ring of the metropolitan area. Over time, a continuous, progressive and relatively homogenous process of shaping the settlement developed its socio-spatial structure and transformed it into a neighbourhood. The formation of social organizations gave rise to a neighbourhood identity which, in turn, led to other forms of community action centred around specific objectives. This generated a knock-on effect by reinforcing the processes leading to the construction of a neighbourhood identity based on the notion of "community".
In the case of FH3, the occupation of buildings took place in vacant and interstitial spaces within already urbanized areas of the Federal District (see Map 2). These areas were existing neighbourhoods in central city locations inhabited by middle-and higher-income groups whose uniform nature was disturbed by the informal occupation of pockets of space. In some cases, the occupied areas can be quite extensive, consisting of a group of buildings rather than just a single house or plot. This gives rise to a living space with a markedly heterogeneous socio-economic mix in which each block is individually shaped and has a contrasting image with the neighbourhood as a whole. The occupants do not identify with the existing neighbourhood nor with the other similarly occupied buildings but, rather, tend to disguise their status as occupants and try to remain inconspicuous. (7) This concealment affects the occupants' construction of their identity and poses the most significant hindrance to both their potential to create and sustain lasting forms of social organization and their integration into the community.
IV. EXPERIENCE OF SOCIAL ORGANIZATION
THERE ARE SIGNIFICANT differences in organizational structure in the two cases. Santa María has a long history of community organization. The first organizations, three community development societies (sociedades de fomento), (8) date from the 1970s, having arisen in connection with the processes of land invasion and community management. During the 1980s, two further community development societies were created and, by the 1990s, four cooperative societies had been formed in response to the process of regularization of the ownership of publicly owned land in this settlement under the Arraigo programme. (9) Similarly, there are a number of religious groups in Santa María that participate both directly and indirectly in the organization of the settlement. These consist of Catholic church-based community organizations (10) and a group of Pentecostal and Evangelist churches, whose actions not only assist community management processes but also contribute to the strengthening of the neighbourhood's organizational structure.
Most of the organizations that are active in the community context are recognized by law. This status both gives such organizations legal recognition by local government authorities and obliges them to hold regular ballots to elect their representatives. These formal elective processes legitimize them in the eyes of community members.
The length of establishment of neighbourhood associations in Santa María demonstrates that these organizations constitute a forum for both the social organization of residents and the development of the neighbourhood environment, in so far as they respond to and facilitate the management of some of the inhabitants' needs. In order to respond to changes in community needs over time, the organizations have demonstrated a capacity for redefining their objectives according to changing social and political realities.
In the case of FH3, generally, the occupants of buildings are physically scattered throughout the neighbourhood and have no experiences of social organization that has lasted any length of time. The development of social organization in the neighbourhood appears to follow a cyclic pattern which has not been able to break free from the influence of the various neighbourhood political brokers (punteros) who have imposed an agenda which is more in line with political party priorities rather than those specifically relating to the neighbourhood. However, there is evidence of incipient organization among occupants living in the same multi-storey building. In these cases, the neighbours organize and form a type of consortium concerned with the refurbishment, cleaning, painting and other issues regarding the maintenance of the building or the provision of services. (11) The specific features of this case and the occupants' desire and ability to disguise their illegal status both appear to have confined occupants' experience of social organization to within individual buildings, thus impeding their possibility of becoming integrated into the neighbourhood.
One of the more developed experiences of occupants' organization was the establishment of the Reconciliation Committee (Mesa de Concertación), created in 1991 under an initiative of the Buenos Aires city government. This brought together representatives from different areas of the FH3 zone, non-occupant residents and the government with the aim of discussing and proposing possible solutions to the occupant families' illegal housing situation. It is important to point out that the Reconciliation Committee was formed exclusively by city government representatives and its function was restricted to party political priorities, with no attempt to define or implement a policy towards the publicly owned buildings or the groups that were occupying them.
In 1998, (12) a new phase of organization was initiated and promoted by the Buenos Aires city government legislative body under Law No. 8 of the same year, to attempt to define housing solutions for the occupants of the zone of the FH3. This forced the development of a new process of neighbourhood-based organization which, in contrast to the former initia-9. The Arraigo programme was created in the early 1990s. Its role was to regularize publicly owned land. It was implemented by the National Commission of Public Lands, a body under the control of the federal government.
10. The Catholic churchbased community organizations are integrated into a parish and carry out religious and social activities within a certain area. The organizations are coordinated by a leader who is not necessarily an ordained member of the church.
11. Some buildings have not yet been sub-divided and receive a single bill for services such as water and gas. In such cases, the appointed person in charge of the building takes on the responsibility for dividing the bill between the number of families resident and for collecting the amount owed from each one.
12. The constitutional reforms of 1994 changed the structure of governance of the Federal District: the former municipal government became Buenos Aires city government, with a legislative body. The Federal District's own constitution was approved in 1995 and, in 1996, the residents were able to elect directly their first chief of state.
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tive, appeared to be more autonomous although it was only at an initial stage of development. At present, it would appear that no sector of the Buenos Aires city government or the legislative body (13) is attempting to take over the process, and the vagueness over the use of publicly owned property is a significant obstacle.
V. THE ROLE OF NEIGHBOURHOOD ORGANIZATIONS
IN BOTH THE FH3 zone and Santa María, residents become involved with neighbourhood organizations in as much as these are able to address the needs and demands affecting their daily lives. For instance, in Santa María, some residents participate in a certain neighbourhood development society because they are keen to legally formalize their dwellings. They attach less importance to organizations focusing on other issues because these do not address the most pressing problems of their daily lives.
It is interesting to reflect on the various forms that organizational relations take in Santa María: numerous residents' accounts demonstrate that organizations are managed not only by the elected leader but also by members of their household. It is common for leaders' public and private domains to overlap in the management of neighbourhood organizations. A complaint from a resident may be dealt with by the leader of the association or by a group of so-called collaborators (relatives of the leader's family) comprised of family members, relatives and neighbours, who may not necessarily be on the coordinating committee. The relationships generated within neighbourhood associations are interwoven with personal and family relationships which extend beyond the boundaries of the organization itself.
Neighbourhood management duties are delegated to neighbourhood leaders, who are the public face of the organization and who assume most of the responsibility for neighbourhood affairs. The neighbourhood leader addresses residents' complaints and needs, and presents their demands to the local government, also acting as a mediator between neighbours and the authorities. On some occasions, the role of mediation is extended to the collaborators who take over liaison with residents.
In this way, the residents identify the leader as the person capable of "obtaining things" for the neighbourhood. In many cases, residents consider the settlement as an almost closed space with clearly defined limits and cut off from the city centre but also as the hub of most of their personal and family relationships. Accordingly, the residents interviewed made no mention of government representatives, as their roles are assumed by the community leaders with whom the residents have direct contact and access.
The mediation function of community associations and their leaders is linked to the degree to which neighbourhood infrastructure and services are consolidated, as the lack or precarious provision of urban services produces a stream of complaints to the community leadership. These demands tend to subside as the neighbourhood makes progress in obtaining and consolidating its basic services.
The community leaders are fully aware of their role as go-betweens. They know the government officials, which city government doors to knock on when they need something, and how the local government 13. With great difficulty, the executive office of the Buenos Aires city government has attempted to carry out the first census survey of the area and set up a reconciliation committee to foster changes in the area which do not entail the eviction of the occupants.
bureaucracy functions. The emergence of leadership in the development of social organization in Santa María can be attributed to a combination of management knowledge, gained from the experience of having resolved many different conflicts during the history of the neighbourhood, and a strong sense of neighbourhood identity. This experience of community organization has always comprised collective participation, the intensity of which fluctuates according to the way in which certain needs are constructed as collective.
In the FH3 zone, occupants also delegate certain issues to the neighbourhood leader but without necessarily identifying this person with an organization. The leader is seen as a provider of information and as being responsible for dealing with neighbourhood management issues rather than as a mediator or a representative of a neighbourhood based organization. In this area, there is no interaction which would denote the existence of a neighbourhood organization and, thus, no collective management of different demands, as long as no external threat emerges such as possible eviction. The neighbourhood leaders often resemble (and in many cases are) neighbourhood political brokers (punteros) from the various political groups active in the area and, therefore, the relationships they establish with residents tend to be more individual, detached and sporadic, and subject to the pressures and turmoil which characterize any political group. The fact that wider attempts at organization have not lasted in the FH3 seems to be partly related to the vague stance of the Buenos Aires city government and partly due to the style of socio-political leadership which counteracts the possibility of establishing an autonomous neighbourhood-based organizational structure.
City government officials have a token presence in the neighbourhood structure. They feature in the accounts of the residents who were interviewed as city government officials or employees supposedly sent to the neighbourhood to collect payment of canon for the loan for use (commodatuum) . (14) Similarly, other interviewed residents stated that they frequently went to city government offices in order to carry out formalities or make enquiries. The residents feel that they are in contact with government officials and think they have access to them. However, this does not appear to be reflected in the way that the occupied buildings are managed. Furthermore, this is at odds with the policy of the city government officials. By way of example, while the Reconciliation Committee was being set up in accordance with Law No. 8 and the socio-economic census was being arranged, the illegal occupants of public buildings continued to receive eviction orders.
The FH3 residents' dependence on the authorities for meeting their various needs places them in a weak position vis-à-vis local government. The absence of an organizational network means that should the residents be faced with eviction, they would be in a weak and insecure position to confront this. The illegal occupants do not know how local government plans to deal with their situation and do not know what could happen to them if, for example, the construction of the expressway is extended beyond the Avenida Congreso and into the FH3 zone as was originally planned. They also lack the strategic information which would give them the means to cope more effectively with the unstable and uncertain nature of their situation.
In the case of Santa María, evidence of various forms of participation among interviewees was observed although some aspects of neighbourhood management are delegated to other residents who have a more 14. In accordance with Argentina's civil code, the loan for use agreement is a free of charge contract consisting of a loan of the property which can be used for an indefinite period of time. As the former municipality of Buenos Aires used to request the payment of canon, it was granting disguised lease contracts in publicly owned buildings located in the zone of the FH3 and in other neighbourhoods such as La Boca and San Telmo, which are being kept up by the present Buenos Aires city government. active role in this respect. This observation can be considered within the framework put forward by José Luis Coraggio, who suggests that participation should be considered as a set of "...decisions or actions of social integration by relatively heterogeneous community groups, whose aspirations are an accurate reflection of those expressed by its members, or by some of them on behalf of others, based on a predefined set of wider goals that are being pursued ('the social project')." (15) In this sense, participation -when defined as collective decision-making -is an inherent and essential part of the dynamic and complex processes of social composition. (16) These processes are the basis for policies -whether explicit or impliedthat represent the nature of the relationship between the state and civil society (in this case, certain government sectors and social organizations), and in which the convergence of the "transforming structure" and the "social process" can be analyzed. (17) Residents of Santa María participate in theme-based groups such as housing action groups and women's groups (in this case linked to religious groups). This segregated form of participation could be defined as "…sub-groups of collective action", whereby each participant has "…rela-tively well-defined common goals in relation to a particular aspect of life but which generally relate to the collective pursuit of some of the physical or spiritual factors which traditionally are requisites of daily life." (18) In contrast, based on this conceptual framework, the decisions and actions that determine the nature of participation in the FH3 zone fit more closely within the category of "non-collective decision-making" in that decisions are made and actions taken by individual residents via the various public or private channels through which demands have to be presented.
In the FH3 zone, the city government clearly favours dealing with residents on an individual basis, within a framework of implicit policies that further reinforce the individual nature of its relationship with residents. This further enhances the concealment of the social dimension of the occupation of public buildings. Conversely, in the suburbs of Greater Buenos Aires, government sectors recognize collective action and community representatives -that is, social organizations -and government agencies have initiated processes of regularization of land tenure in conjunction with them. Instead of actually legalizing land tenure, the authorities recognize (among other factors) that the price negotiated for the sale of illegally occupied land has often appreciated due to the collective efforts of the occupant families. In this type of neighbourhood, construction raises the value of the land; and in the end, this increased value accrues to the original landowners -whether public or private (19) -and thus the landowner benefits more from the financial gain than the residents' organization.
VI. INSTRUMENTS OF REGULARIZATION OF TENURE
A SIGNIFICANT POINT to note is that the tools selected by the government to assist neighbourhood management may also either facilitate or impede community organization. In the case of the Federal District, the city government has not yet decided which course of action to take with regard to the publicly owned buildings. Some occupants have loans for use agreements but these were not granted under a policy that was consis- tent over time. This type of contract, which is drawn up between a local government official and the occupant, does not require in principle the mediation of any organization and is thus a tool which offers certain individual bailees a semblance of legality to their status as illegal occupants.
Two policies for the regularization of land tenure have been implemented in the municipality of Quilmes, both of which have involved, albeit differently, social organizations. One policy affects the greater part of the neighbourhood, which is made up of illegal plots. This land, belonging to several different owners of which the largest is the federal government, was expropriated and/or ceded to the provincial government, which has effected the building of roads and the sub-division of plots that have been sold to occupants under Provincial Law No. 10,061 of 1983. The revenue was deposited in a fund for further urbanization works to be carried out in the settlement and, under this system, the tenure of 85 per cent of the plots affected has been regularized. (20) The social organizations, principally the neighbourhood development societies, have thus consistently claimed their right to the process of regularization of land tenure.
The other policy tool, the Arraigo programme, (21) dates from the early 1990s and was implemented in the area that was originally set aside for the south-west approach highway to the metropolitan area. Then the form of regularization of tenure of the area changed and the federal government sub-divided the land into three parts and sold these to cooperatives composed of occupants. These cooperatives then had to charge each beneficiary for his/her individual plot and pool the funds for total payment for the land and for all the necessary urbanization works (road-building, lot sub-division, approval of plans, relocation of certain families, etc.) This land regularization policy is still in its initial stage of implementation and entails additional duties and responsibilities for the social organizations involved. Meanwhile, the cooperatives formed under the Arraigo programme have such broad, albeit varying, functions, that they have overlapped with the old neighbourhood development societies. These social organizations thus appear to constitute an organizational structure that has been superimposed on the area, but they have not necessarily become integrated in such a way as to play a complementary role in relation to the development of the neighbourhood and attention to the needs of the residents.
VII. RELATIONSHIPS BETWEEN NEIGHBOURHOOD RESIDENTS
IN BOTH THE FH3 and Santa María, relationships between neighbours are formed on the basis of immediate and daily contact and, in this way, relationships are formed within a restricted space, such as a block, the same building or the same land site. Only those residents who have participated in social and/or political organizations have a broader perspective and are capable of building a collective identity which reflects the situation of the whole neighbourhood. In the case of occupied public buildings, residents who have previous experience of some form of political involvement are able to build a collective entity among inhabitants who share the status of illegal occupant. Unlike Santa María, where the construction of a collective entity centres upon the "neighbourhood" and the transformations that it is undergoing, in the FH3 zone, the neighbourhood as a factor of collective identity does not feature in occupants' 20. Lanzetta, Máximo (1996) accounts. Although the occupants value the neighbourhood's favourable location in terms of access to basic needs (schools, hospitals, access to and distance from sources of employment), those interviewed do not come across as active members of their community.
The factors on which neighbour relations are based are very similar in both case study areas, with similar reports of "useless committees" and "good neighbours". In both settlements, the image of the neighbour and its characteristics are formed on the basis of residents' most immediate experiences and reflect the specific characteristics of their relationship with their own next-door neighbours. These characteristics thus range from a reciprocal understanding, to the exchange of goods and mutual support over common needs, to access to certain services, such as water or the use of a common drainage channel, being managed on an individual basis rather than considered as collective assets, which can lead to daily conflicts between neighbours.
VIII. MANAGEMENT OF PRIVATIZED URBAN SERVICES
THE OCCUPANTS OF public buildings in the FH3 zone resolve issues of access to services individually or, at most, together with other residents in the same building. Communal services (such as street lighting and the paving of roads) already exist in the Federal District and have done so since before the occupation of buildings occurred. Occupants' demands are thus centred around services that are used and managed on an individual basis. In Santa María, all services -whether communal or individual -have to be managed by the residents themselves. For a long time, there was no paving of roads, no electricity, telephone lines or water in the settlement; and even today, these services are lacking in some parts. Communal services are managed directly by neighbourhood development societies or cooperatives; other individual services such as water and drains also used to be managed by these organizations because the neighbourhood did not have the necessary infrastructure to allow residents individual access to these services.
It is worth noting here that the privatization of urban services also implies the privatization of their management; this negatively affects the organization of community-based groups which, collectively, manage services in order to improve living conditions. The high installation costs of services and the monthly or two-monthly bills (22) reduce the possibilities for low-income families to improve their living conditions and the quality of their daily lives. They even jeopardize their ability to keep up the payments of fixed instalments under land tenure regularization schemes. Many residents interviewed for this study indicated that the cost of services represented a high percentage of household income.
IX. THE ISSUE OF SOCIAL CAPITAL
THE DIFFERENT FORMS that service management assumes also reflect important differences in the potential for interaction between residents of a neighbourhood. In Santa María, the existence of social organizations over a long period of time is rooted precisely in the experience of collective service management and also in the regularization of land tenure. The 22. In neighbourhoods like Santa María, electricity is paid monthly and nonpayment results in disconnection. Reconnection carries a charge of at least US$ 25. This type of contract with the private service provider means higher proportional costs and a greater burden for families from lowincome settlements than for other customers who pay every two months. In the case of the FH3, no differentiation is made between customers who are illegal occupants and other residents, meaning that illegal occupants also pay every two months and their supply is only cut off if payment is overdue by three months.
form of service management in this settlement has fostered the development of leadership of neighbourhood development societies and cooperatives. In the case of FH3, the level of interaction between occupants is very limited, while the management of both services and tenancy of the buildings has taken on an almost exclusively individual form. In this context, the development of local leadership has been hampered. Even if local leadership does last over time, it does not necessarily lead to a sustained neighbourhood-based social organization. When the level of community organization starts to decline, local leadership gives way to other forms of intervention in management processes.
Networks of reciprocity and mutual cooperation -that is, the social capital that residents of a neighbourhood rely on for support (23) -constitute important assets that increase residents' capacity for negotiation when faced with various demands from the local authorities. When reserves of social capital are low, whether due to the physical reason that the neighbourhood structure hinders the development of community groups, or factors relating to residents' need to affiliate themselves to groups highly regarded within the neighbourhood (usually of a higher socio-economic status), tackling problems linked to urban service management and land or property tenure becomes more difficult. Therefore, differences in social capital are reflected in the type and duration of neighbourhood organizations.
Residents of Santa María consolidated community networks through the various processes of collective negotiation with different government officials and in different historical contexts. The residents formed organizations capable of negotiating and obtaining improvements in the access and provision of urban infrastructure and services. The organizations functioned in ways that promoted the integration of the residents as a whole, helping to reinforce their legitimacy. All these factors, related to the level of social capital, allow the residents of the neighbourhood to play a fuller role as citizens.
Social capital is weaker among the occupants of the FH3 zone and, therefore, neighbourhood organizations are less developed. The main factor hindering the development of social capital is the fact that the community acquiesces to a patron-client, strongly hierarchical relationship with the local government, with limited scope for true representation.
In this case, the nature of links established between families and the city government in general corresponds to the category of citizenship defined by Bryan Roberts (24) as "social dependency", which is characterized by a low incidence of initiatives at the household level and by nonparticipatory forms of citizenship. This describes a scenario in which individual families have frequent contact with the authorities but realize that they have little control over the terms of the relationship; in other words, a form of citizenship based on the paternalistic concept that residents have the right to social assistance from the authorities. This individual process, by which each resident manages their situation by rejecting a community approach, is illustrated by the signing of the loan for use agreements (commodatuum) in publicly owned properties; as the occupation of publicly owned property has been officially recognized, the logic behind signing the loan for use agreements is that they serve as guarantees of citizen status and this has acquired unprecedented force.
At this point, it is interesting to discuss the above in the light of some of the conclusions reached by Caroline Moser, (25) who points out that 23. Moser, Caroline (1996) economic crisis and the ensuing poverty are the principal factors that impede the development of social capital. In the case of the FH3 zone, even though the economic crisis is the underlying factor that drives families to illegally occupy buildings, there are also other factors that hinder the development of social capital, such as the characteristics of the area, the interstitial location and scattered nature of the occupied buildings, and the occupants' need to disguise their illegal status and to try to pass themselves off as upper middle-class to their neighbours.
The FH3 zone itself is characterized by a socially heterogeneous population. In this area, diverse realities co-exist not only among illegal occupants but also between the occupants and the other residents who formally inhabit their properties. Under these conditions, the possibilities of development of social capital are further compounded.
The question of which types of organization and social network foster the development of social capital is complex. Robert Putnam (26) believes that the existence of a dense organizational framework is a good startingpoint to assure the formation of this asset. In this sense, residents of Santa María have some advantages when compared to their counterparts in the Federal District; nevertheless, Santa María still has far to go in terms of both the horizontal structure of neighbourhood relations and the assumption of collective responsibilities. This would allow a more even distribution of leadership duties among different members of the organizationan attribute characteristic of more productive reserves of social capitalas opposed to representation through the delegation of responsibilities solely to the neighbourhood leaders. The occupants of the FH3 zone, however, face a different challenge which would be more complex to realize: to develop collective social capital among a greater proportion of residents that also comprises mutual recognition and that takes into account the significant socio-economic differences among its residents.
X. LOCAL GOVERNMENT MANAGEMENT AND LOW-INCOME URBAN GROUPS' REPRODUCTION
IN BOTH CASES analyzed here, neighbourhood management signifies a collection of political and social practices through which the demands of the residents are channelled, as are the technical and administrative responses to these demands. These political and social practices are those that form the basis of interrelation between the state and civil society. (27) In Santa María, the processes by which residents' demands are defined -primarily the responsibility of the neighbourhood organizations -are increasingly accompanied by processes of land tenure regularization and recognition on the part of the local authorities of the residents' right to occupy the land on which they live. The implementation, albeit inconsistent, of policy instruments that legalize the occupation and settlement of this land leads to a set of political and social practices which develop in line with the strengthening of neighbourhood organization, the consolidation of the neighbourhood as a place with a collective identity and the construction of a history of relationships and interdependencies among residents, and between them and leaders of the residents' associations.
In the case of the FH3 zone, the distinctive feature of the processes by which demands for social needs are put together is that these are individual, unspoken and sporadic; and, even when the demands are met, they still remain implicit. Added to this is the fact that certain policy instruments -for instance, loan for use agreements -also confine management processes strictly to the individual or family level. Since 1983, no government has forcefully denied families' rights to occupy buildings in the zone but neither has any designed instrument been developed to regularize the tenure of the occupied buildings. (28) The construction of a rapid approach road to the Federal District that passes through part of the zone, and the ensuing rise in property values in the adjoining area, has heightened the risk of the occupant families being displaced. The debate over the right to the use, and the allocation of, urban space to low-income groups and the city government's policy towards public property are issues that need to be addressed. In this sense, going back to René Coulomb, (29) the implicit policy adopted by all government sectors prohibits any form of offer of buildings to low-income groups in the FH3 zone. This is embedded in a wider vagueness, whereby no measures to attempt to set up formal sub-markets for low-income groups have been made; and this, from an economic perspective, complements and reinforces the meaninglessness of the "right to the city" expressed in the government's policy.
XI. CONCLUDING REMARKS
THE TWO CASES analyzed here illustrate the process of transition of urban space on two levels: first, the process of change in forms of organization of neighbourhood residents during their period of settlement and, second, the process of consolidation of physical infrastructure within the neighbourhood. The process of neighbourhood organization in the settlement of Santa María was at an incipient stage until the mid-1970s. After that came a stage in which neighbourhood relationships were formed, with a subsequent decline in collective action, followed shortly by a period in which neighbourhood organizations strengthened and focused their efforts on regularizing land tenure in the settlement, and started to engage the participation of a large proportion of residents in the decisionmaking process. Meanwhile, land tenure regularization was becoming a more integrated feature of public policy and was increasingly being enacted. Once the neighbourhood organizations had achieved the consolidation of the settlement's physical infrastructure, the degree of participation declined but without affecting the organizations' ability to maintain a stable level of operation centred around new objectives, such as children's play areas. Meanwhile, as noted already, other organizations were integrated into the various activities, for example, religious and educational organizations. The transition has entailed passing from a stage of formation and height of activity to a stabilization of its forms of organization which experience an extensive degree of institutionalization. Since the mid-1980s, the level of activity has declined during election periods due to the pressure on leaders from the political arena, resulting in a lack of motivation and a drop in confidence on the part of residents.
The situation in the FH3 zone is different. Over time, the forms of organization have been constantly redefined and have been characterized by a low degree of institutionalization. This has meant that no collective actor with enough clout to influence management processes directed by the city government has emerged. The forms of organization that have emerged have been shaky and have experienced constant ups-and-downs revolving around the electoral programme, because their formation has 28. The Buenos Aires city government's legislative body has recently approved a law that proposes, among other options, the possibility of regularization of tenure under certain conditions relating to the suitability of both the occupied areas and also of the occupant families. However, the city government has yet to decide what position to take.
See reference 27.
Environment&Urbanization Vol 12 No 1 April 2000 generally been induced by the political arena. The activation of political life has led to a resurgence of occupants' organizations, thus demonstrating their lack of autonomy. Several factors converge to impede the emergence of sustained social organizations and the redefinition of the identity of the neighbourhood in which the illegal occupants live. These are their location on high-value urban land; the interstitial, scattered and discontinuous nature of the occupations due to the characteristics of the urban fabric; public ownership of the properties and the tenure situation of the area; the lack of government policy vis à vis this public property, and the ambiguous impression that this conveys to occupants.
With regard to the physical assets of the neighbourhood, Santa María has undergone a process lasting more than 35 years, in which land set aside for rural use has been urbanized. During this period, various management processes working towards land tenure regularization of the settled area were carried out. Meanwhile, the physical assets of the settlement were installed, improved and consolidated, in particular the urban service infrastructure. In Santa María, the transition led to the construction and consolidation of a neighbourhood which is fully integrated into the existing urban fabric of the city and also into the social and political life of the municipality. Although, currently, there are investment projects in urban infrastructure in the vicinity of the settlement, such as the construction of a nearby industrial park, these do not appear to threaten the residents' security of settlement; on the contrary, they appear to be advantageous for this low-income residential area, in that they may generate employment in an area of high unemployment (at present affecting around 16 per cent of the economically active population).
The occupants of the FH3 zone, however, moved into a pre-existing neighbourhood where full physical infrastructure was already in place. Buenos Aires has exploited its well-placed, central urban location over time; land values in the federal capital have again risen as a result of the city's favourable integration into the international market, and due to the city government's avoidance of defining an explicit policy of tenure regularization for the lowest-income sectors living in the poor settlements of the city. In addition, a form of management prevails, predominantly structured around personal relations with households, which weakens and jeopardizes the real possibilities for the poorest sectors of society to gain access to certain solutions. The city government has been incapable of defining an explicit policy towards its property. And, because of the failure of the public-private commission to define solutions within the term specified (the process initiated within the uncertain framework of Law No. 8 under which this body was created), it has been unable to come up with concrete measures, supported by consensus, thus making the future uncertain. Will the future lead to the integration of the occupants, giving the neighbourhood a new socially heterogeneous and integrated structure? Or will the present social heterogeneity persist without the occupants becoming integrated into the social life of the neighbourhood? Or will this lead to another episode of evictions in the urban core of Buenos Aires?
